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PREFACE

To be invited to write a paper on one's dissertation for
circulation to members of the Canadian Assoglation for the Study of
Educational Administration is an undoubted Konour. To actually write
the paper is a demanding and debilitating task, or at least I have
found it so. My first draft was discussed and disemboweled at a
departmental seminar. After a week or so of reintegrating'my ego
a second, radically altered but overlong, draft was produced. Two
scholars I respect were asked to suggest revisions. When their inde-~
pendent acts of editorial surgery were placed side-by-side, 1ittle of
the second draft remained. This then is my third attempt to produce
the required paper? a paper which I naively believed could be produced
with a minimum of effort!

- The problems I encountered with the first two drafts may be
endemic to the situation. Most writers of digsertations seem to expe-
rience a post-completion depression. Once the bound copy 1s in their
hands they lose interest in its contents. Other horizons beckon an&
the author may turn his back, temporarily or permanently, on the work
that was once so @1l consuming. A paper or two on some interesting
findings may be diligently turned out, but the totality of the disser-
tation itself appears to be something which is not willingly reembraced.
It was certainly thus in my case. To attempt a precis of the disserta-
tion seemed unbearably pedestrian and retrogressive, }Consequently my
first two attempts at this assignment attempted to go beyond the disser-
tation itself. T wanted to expound on the significance of the study and
present some critical comments on the established approaches to studying
the bureaucratic natare of schools. 1In short I attempted to till several
new fields using the dissertation as a plough. This was much more inte-
resting than traversing 51d ground, but it was also self indulgent and
dysfunctional. I realize now that there is no escape from my dufy,which
1s to produce a workmanlike summary of the dissertation. Any critical
comment I may wish to offer will be more appropriately, and better, made .
elsewhere, ag will attempts to break new ground. What follows is a

straightforward, in places terse and at times dndeniably rough, summary

of the dissertation.




INTRODUCTION

The study (Allison 1980) took the form of a lissertation on
the organizational nature of public schools. There are many models of
organizations available and my initial intent was io analyze schools
through the medium of those models most commonly presented in the
literature of educational administration. For the most part this
literature assumes that these models help us to understand schoolsg
better, but little attention has actually been given to applying thege
models directly to schools. The emphasis has been on understanding
them as models of organizations, rather than as models of schools.

One consequence is that it 1s not at all clear how some of the modelg

or their constituent elements actually apply to schools. The original
Intent, therefore, was to attempt an in-depth analysis of schools,

using several different modelsg of organizations as analytical frameworks.

As the study progressed it became clear that analysis would be
better delimited to a single model of organization. The bureaucratic
model was eventually selected on the grounds that it has found the mo: .
widespread recognition in the literature of educational administration.
The only other real contender, the upen systemsmodel, was rejected prie
marily because (1), it is a highly general model of social @nd other)
organizations, rather than formal organizations in particular and
(2), it has been found relatively less used in research studies of
schools, This is not to say that the open systems approach to analyzing
schools 1s not valuable or influential, for the converse is true.
However the problems inherent in seeking a better understanding bf
schools through the open systems model seemed lesgs pressing than those
associated with the bureaucratic model. Because of the high applicabi-
lity of general systems theory, for instance, there can be little dis-
pute over a claim that schools can be treated as open systems. However
the claim that schools are bureaucratic organizations and can thus be
analyzed as bureaucracies has less firm a foundation.

In the study of organizations the term bureaucracy 1is generally
reserved to identify social systems which display a particular set of

characteristics such ag a well defined hierarchy of authority and a
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system of rules covering the rights and duties of employees (Hall 1963),
Several different specifications of bureaucratic features are given in
the literature, thus there is no single model of bureaucracy. However
there is widespread agreement that the detailed account given by.Max
Weber (1922/1978) provides the foundation from which most contemporary
conceptual and research based models are derived. . For this reason

Weber's exemplar account was adopted as the sole source for the model

of bureaucracy used in the study.

Problem and Conceptual Framework

The research problem was formally stated as,

To critically discuss the congruency between
a model of the organizational nature of public
. schools and Max Weber's writings on bureaucratic
forms of organization.

The notion of congruency was tgken from Kenneth Boulding's
(1966) outline of how knowledge 1s produced and validaﬁea. In his ana-~
lysis knowledge takes the form of images of reality held by participants
in that reality. The validity, that is the accuracy or truthfulness of
this knowledge, is determined by the degree of agreement between an
image and the element of reality it purports to represent. Two methods
of establishing congruency between the image and reality are discussed
by Boulding. 1In the case of 'folk' processes images formed by indivi-
duals are tested through direct action and then retained, modified or
abandoned contingent on the results obtained. For example, a principal
will iikely have a personal understanding of his school: what it is,
why it exists, how iF works and so on. His administrative actions will
be based on aﬁd constrained by this image and depending on the results
of his actions, elements of the total image will be confirmed or modified.

In the scientific pursuit of knowledge original understandings
of reality must first be cast into a form which can be communicated to
others in a relatively unambiguous way. This requires the translation
of images into models or theories, The congruency of these models to
the phenomena they purport to explain ;s then tested through carefully

controlled observation and measgrement; a process which usually requires

54|




the use of special instrumertation. In this caée our principal's

image of his school, or key elements of this image, would be cast into
a model before being subjected to careful testing. Development of thisg
model allows for other interested persons to incorporate the idea into
their folk knowledge and to conduct their own independent assgessments
of congruency to their realities. Furthermore by clearly speéifying
the original image in model format the validity of the knowledge can be
unambiguously judged.

Figure 1 applies this epistemological framework to the study.
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Schools and bureaucracies were assumed to be members of the larger get

of social systems known as organizations, with the degree of similarity
(congruency) between the two unknown. Images of these phenomena were
considered to be held by participants in and observers of their reality
and to thus influence their actions and perceptions. The scholarly

study of educational administration has produced refined models of gome
of these images which, together with related digcussions and research
applications, are presented in the literature. Insofar as these models
are known to administrators, they must provide an influence on their
perceptions of and actions towards schools. Judging from the literature,
models of bureaucracy, and particularly Weber's model, are reasonablyr |
well known to educational administrators. There must be concern, there-
fore, with how well this model accommodates the reality of schools. The
congruity between the models in Figure 1 and the instances of reality
they represent is, according to the Boulding schema, subject to scientific
testing. Although a relatively substantial number of research studies
and critical discussions of the bureaucratic nature of schools are
available in the literature (Miskel, Fevurly and Stewart, 1978, Ratsoy
1973) the emphasis has not generally been placed on investigating the
congruency between bureaucratic models and schools. Most analyses agsume
congruency and then attempt to utilize the tureaucratic model to identify
relationships between practice and policy relevant variables. Several
studies, for example, have tested relationships between 'degree of school
bureaucratization' and 'teacher satisfaction'. To date these and other
studies have produced contradictory results. The contradictory findings
from these studies could be attributed to design weakness (Miskel, et al.
1979, p. 98), but' what ever the immediate cause it would seem that
incongruity between the models and the reality exists. A contributing
factor to this incongruity could be what Greenfield (1981, p. 17) has
referred to as the discipline's acceptance of "a trivialized version of
Weber's insight into burzaucracy". Thus it appeared that an in-depth

analysis of the congruency between Weber's model and schools would be
worthwhile.



As indicated in the research question, the study did not
attempt to i:vestigate congruity between Weber's model (B in Figure 1)
and real schools (III in Figure 1). The current tendency to trivialize
Weber's model and the lack of atténtion paid to schools gua schools,
suggested that an empirical investigation of congruency would be preci-
pitous. What appeared to be appropriate at this time was the develop-
ment of accurate models of the phenomena in question, and this was taken
as the first objective for the study. The second objective was an
analysis of the congruency between the models (B and C in Figure 1).
This was an analysis of the conceptual congruency and as such can be seen
as a necessary preliminary to empirical investiggtion.. Furthermore this
analysis allowed sufficient scope for a reasonably detailed discussion

of the organizational nature of public schools to be attempted.
Method

Throughout the study schonls were treated as one type of orga-
nization, while Weber's account of bureaucracy was taken ag describing a
particular form of organization, the question at issue being the degree
to which these twc manifestations of the more general phenomenon of
formal organization are in accord. The appropriate method for purguing
this question appeared to be that of comparative analysis. Burns (1967.
P. 118) asserts that:

The object of comparative study is to provide answers
to the question "What 1is i1t?" - answers that are more
comprehensive, more meaningful, and, eventually, more
useful than those in common currency. The procedure of
comparative study 1is to analyze the object of study ...
into components and then to translate the question "What
i1s 1t?" into iwo others: "What is it 1like?" and "What is
it not 1ike?" The reasoning process is essentially ana-
logical. -

This provides an alternate view of the research problem,
for the study was primarily concerned with the question "Are public schools

like Weber's conceptualization of bureaucracy?" Burns (1967, p. 127)

continues:




The valid guldes for comparative studies, 1t ig .
suggested, are analytical rather than empirical or -
methodological. What ig necessary is the composition
of a gystem of categories by which research data, the
aralytical methods applied to the data, and findings
can be identified; such a gystem has to be reasonably
logical, but the criterion of adequacy (Serviceability)

. is its comprehensiveness.

In order to structure and guide the analysis of congruency
between the models, a taxonomy of the distinctive characterigtics of
formal organizaticu was developed to serve the purpose of Burns'

'system of categories'. This taxonomy was constructed from a survey

of the litera:ure discussing the nature of organizations, Burns' (1967,
P- 128) own criterion of adequacy being employed in that the set of
characteristics used was considered to "distinguish organizations from
other institutions". Figure 2 outliﬂes the manner in which this taxo-—
nomy was used. The same organizational characteristics were considered
to be present in schools and bureaucracies, but the manner in which they
ere manifest was considered to be potentially variable. Thus the taxo-
nomy of organizational facets was used to first identify and classify
the features contained in the models of bureaucracy &and school and then
to compare the manner in which each of these organizational facets 1s
manifest in the two models. The procedure gketched in Figure 2 was
dubbed 'congruency mapping' in that it involved matching togethef the
organizatiohal features of school and bureaucracy via the analytical
categories listed in the taxonomy of organizations. 1In Burns' terms the
features contained in the models have the status of data, and 1in
Boulding's scheme the taxonomy has the status of an instrument designed
to structure and cont{rol the process of estimating congruency between
the models. . A

The models were developed from the relevant literature which
was identified and delimited by defining three knowledge bases and a
standard source for Weber's notes on bureaucracy. The first two
knowledge bases were created by selecting an arbitrary number of widely
recognized survey or exemplar works dealing with organi:ation and schools

respectively (Allison 1980, Appendix A). The literature of educational
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administration constituted an additional knowledge base: this was
defined as the contents of the major disciplinary journals prior to 1979,
Weber's conceptualization of bureaucracy first appeared in his unfinished

Wirtschaft und Gesellschaft which was posthumously published in 1922,

A complete English translation of this work did not become available
until the Roth and Wittich edition was published in 1968, hence most of
the partial translatiﬁns by Gerth and Mills (1946) and Henderson and
Parsons (1947) which were taken from different sections of Wirtschaft

und Gesellscuaft. Reference was made to all three translations as well

as translations of other works by Weber in developing the reconstruction
of his model that was used in the study. However most reliance was

placed on and all quotations taken from the Henderson and Farsons' version.
This choice was made in the interests of consistency since most of the

previous work in educational administracion has utilized thie source,
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Overview of the Design '

Figure 3 offers a schematic overview of the research design
used. The three phases in this figure were adopted from Coombes' (1964)
'model of data'. Phase 1 involved a sampling of the available litera-
ture pertaining to the research problem. The samples used were the
knowledge bases described above. During the course of the study the
contents of these literature samples together with the secondary sources
cited, constituted the major bodies of literature consulted. Phase two
involved the developument of the taxonomy of organizational facets and
the models of bureaucracy and public schools. Phase three was the ana-

lytical section of the study in which the congruency between the models
was critically examined.
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The Models

Four major models were developed and presented in the study:
a model of Weber's conceptualization of bureaucracy, a model of schools
a8 a particular type of sccial system, a model of the public variant of
the generic school, and the taxonomy of organizations. Each will be
briefly described.

The taxonomy of organizations. In developing thig inventory

of the characteristic features of formal organizations that gerve to
differentiate them from other instances of social organization, conside-

rable reliance was piaced on the features commonly iden:tified in the
previously described sample of the literature. The final taxonomy was

comprised of the seven facets listed and commented upon in Table 1.

TABLE 1

TAXONOHMY OF THE CHARACTERISTIC FACETS
OF ORCANIZATIONS USED TO GUIDE
DISCUSSTON AND ARALYSIS (N THS STUDY

FACETS Some related aspects

ENVIRONMENT = the source of resources required for the
escabl{shment and aperatton of .n ({1 { BT, I PR
tion

= nay be analyzed into varf{ous sexments,
including socto-cultural and ecunvaic

FORMAL ESTABLISIMENT

frequently signified hv a charter, the act
of 1 superior bady or the proclamation of
oblectives

GOALS =~ may be avident in the or{ginal charter or
a lates swtatemsnt of pPurpose or may bde
Imputed by functional analysis

STRUCTURE . = {danvified by the formally established
const{tuent elements such as positionn or
N sub-systeas and the interdependent rely-
tionships betveun them T
= has the potential to persiet in the
original o7 redssigned form bavond the
tenufe of individual members

AUTHORITY = the major basis {or maintaining and changin,
the structure and effecting covrdinat tun
between constituent elemenzs anci members

TECHNOLOGY = characteristic methods of doing the work
necassary to attain objectives ane overal)
purpose

* may be anaiysed {nto tools, tasks aad
techniques

PRODUCTS = the goods and/or sscvices produced are
{ntended to mset some qeed cr demand in the
environment

| 12 -
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As the major intent in developing this model was to produce a suitably
comprehensive gystem of analytical categories, the model is descrip-
tive rather than explanitory, however the order of the facets as ligted
in Table 1 and applied in the study reflects a pattern of logical
reasoning found in the literature. Several aspects of organizations
discussed in the literature were ignored in the taxonomy. A case in
point is decision-making, an activity which features highly in some
models of organizations. This and similar characteristics were
omitted on the grounds of parsimony and emphasis: inclusion of all
possible distinguishing features would have produced an overly large
and cumbersome model 111~suited for the purpose at hand. Furthermore

the taxonomy was intended to guide enquiry into the organizational,

rather than the administrative nature of schools, hence processes such

as decision-making and communication were not considered to command the

attention they would deserve if this emphasis was reversed.

Schools. The parficular nature of schools, that is to say the
features that distinguish them from other organizations and give them
their "schoolness", has been substantially ignored in the literature of
educational administration (Allison 1978). Partly for this reason, and
partly because it seemed necessary for the study, two chapters of the
dissertation were devoted to refining and operationalizing available
images of schools In the first of these chapters attention was devoted
to developing a model embodying the features characteristic of all
different kinds of schools. 1In the second, features which appear to
distinguish public schools from other types were id:ntified and then
the major organizational characteristics of the resulting model were
isolated yith tﬁe aid of the taxonomy of organizational facets. Both
the generic and public school models were developed and presented in an
ideal type format because this geemed an appropriate way to model these
phenomena and because it would facilitate the analysis of congruency to
Weber's ideal-type model of bureaucracy.

Both of the models have been described for CASEA members elge-
where (Allison 1979) and will only be briefly outlined here. Schools

13
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were understood as special purpose gystems located between lower and
higher status positions in societies or sub-communities. As guch they
serve as bridges between child and adulthood, or between being unquali-
fied and qualified for any number of positions, tasks or roles, such as
dentist, engineer or a confirmed church member in our society and
warrior, decision-maker, priest or initiate in other times and places.
In discharging their social functions schools have the task of educating,
socializing and selecting the aspirants for the positions, roles or
statuses to which they provide entry. Clearly other types of social
systems have been and are used to prepare and select occupants for
positions within the divisions of labour, authority and status in
societies: schools have no monopoly over the function they perform.

At the heart of all such systems ig the dyadic relationship between
teacher and learner. In schools this is most clearly manifest in the
teacher-class dyad and it is this characteristic feature of grouped
instruction which makes schools relatively economic to operate and which
may thus explain their popularity throughout ages and cultures., Some of ’
the key characteristics of the generic school, therefore, are (1) aggre-
gated classes of pupils, receiving (2) instruction in an (3) externally
approved body of knowledge from (4) teachers selected by (5) external
authorities representative of the community or social system for which
the school ‘is preparing future members. '

Three differentiating characteristics of public schools were
recognized in developing the ideal-type model of this particular type of
school: (1) public schools are established and operated by sovereign or
sémi—30vereign Bovernments, rather than special interest or status groups;
(2) their pupils are all the non-exempted, non-adult and non-infant
persons resident in the territory over which the government concerned .
exercises authority; and (3) these pupils attend the school at no direct
cost to themselves or their households. Table 2 summarizes the way in
which the characteristic features of organizations were considered to be

manifest in the public variant,



O

ERIC

Aruitoxt provided by Eic:

13

TABLE 2

SUMMARY QOF THE MAJGR ASPEILTS CF
THE CRGANIZATIONAL "ATURE JF THE
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Facat Comment
ENVIRONMENT Tee three major SEcuirs 1€ aCte ire tre task

Iinvironment recresentas I, tne §iite atde
;2n00ling structure, tne ;enera, sccial
envirnnment and the lccal scncol environmens.

FORMAL ESTRBLISFMENT 3y act af tne loca’ iutrorizy aczarding 3 She
: arincipl2 3f geogricnic angrtlamens,

GCALS inroiment, 2tiencance ind ¢iverage If ine FIarmal
cur-icylum,

STRUCTJRE l3sses ang cteacners zrovide 2 zel'yize struciure
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1n: $0C111 $u0sCre ing liw

TILANCLOGY 340" n o ziassrooms, ‘prac2sit o 3InC00
~0r<flicw.

"PIcoUCTS cartificated Jraguates an: reon.cersiicates
drz0-9uts.

Weberian bureaucracy. In order to place the reconstruction

of Weber's model on a firm footing some attention was given to relevant
aspects of his approach to sociological and organizational study.

Among the important elements identified were Weber's concepts of

Betriebsverbande and authority.

A Betriebsverband is an organization

contairing separate governance, administrative and worker sub-systems,
The significance of this concept lies in the fact that not all organi-
zations contain a continuously operating administrative staff, but
Weber's model of bureaucracy was developed to specifically apply to

this particular sub system in Betriebsverbinde. This limitation has

been fiequently overlooked in previous analyses of the bureaucratic
nature of schools and other organizations, although the work of Jacques
(1976) and Mintzberg (1979) has recently directed attention to the
importance of recognizing such sub systems in the study of organizations.

Weber's well known typology of authority 1is also of importance
in understanding his model of bureaucracy, not ouly because this model

was developed to describe the administrative staff in Betriebsverbinde
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which operate on the basis of legal-rational authority, but also
because Weber presents ideal-type models of organizations based on his
other two types ol legitimate domination. This is important because
Weber's methodology requires that more than one ideal type model should
be used in the analysis of social phenomena. Weberian analysis of
organizations requires the use of bureaucratic, traditional and charis-
matic models for a given organization may be bureaucratic in one aspect,
traditional in another and charismatic in some others.

Table 3 offers a brief summary of the reconstruction of Weber's

model of bureaucracy that was used in the study. In order to honour the

comparative elements of this analytical method brief reconstructicns of
his traditional and charismatic types of organization were also developed
in the study and were emploved in the subsequent analysis of the congru-

ency between the public school and bureaucratic models.

TABLE 3
Summary of the Reconstruction of webar's

Madel of Bureaucracy Employed in the Study

Characteristics of the System of Order

1. Rules are established and amended by formally enacted and generally
approved processesof agreement or imposition on the grounds of :
intellectual rationality, exiyadience, or both.

2., These rules will constitute a logically consistent and {ntellectually
analyzable system,

3. These rules specify (in part) sets of tasks, functions, obligations
and responsibilities that define analytically and operationally
distinct offices and duties, the existance and importance of which
are independent of the individuals to whom they apply.

4. Personnel only comply to organizational authority in their capacity
as members.

Structural Consequents
1. Delimited spheres of compatenca for all offices and officers.

2. A rational and well understood hieracchy of subordination and ppesl.

3. Certified or otherwise demonstrable technical competence of all
possibla {ncumbents

4. Yey productive resources are not owned by members.
5. No appropriation of position or materials by members.
6. Technology based on 1iterary knowledge.

Personne! Characteristics
i. Appointment to positions,

2. Selectfon from amongst qualified applicants. HEBT CC;’S‘{ RYJ‘EJLABLE

3. Employment under the terms >f a formally Vree contract.

4. Remuneration by fixed salary to reward worth, not work.

5. Career tracks leading to pensions.

El{fC‘ 16
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Table 4 summarizes the results of the detailled discussions

In this table the major points

considered in the analysis are summarized under appropriate facet and

model headings with conclusions regarding degree of congruency between

the models being given in

1. ENVIRONMINY

2. jonmat
[STABLISIMINY

3. GUALS

4. LIRUCTURL

5. AUTHORITY

6. TECHNOI OGY

7. PRULIN.TS

ERI
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Manifest in public

sthools as -

the right hard column.

Table ¢
SUMMARY OF FACET ANALYSIS

—— s —— e

[

[ a)

© Schooling systums and structures

: Patentially turbulent second

Jevel task environment

: Droader snciely

: Comuunities and households

: By act of lucal or central
authoritivs under conditions
enacled by legislative power

D Fmrolment of specified aye
cnhort
: Coverage of curriculm

: 'Cellular’ organization of
labour with possibile matrix
elanents

: Flat and relatively undifferen-
tiated management hierarchy

: Externally derived rational-

legal and traditional-legal
powers for teachers and
principal

: Wigh probability for traditional

and/or charfsmatic internal
authority bases

: Intensive-small- batch craft-

Vike technology in classrooms

: long-linked process type techno-

109y in Lhe routing of pupfls
through the school. This
technology can be regarded as an
extension of the management
technology of the system and
structure Jevels

¢ Certificated graduates and non-

certificated school leavers

: 'Modern' cepitalism
: Donocratic franchise
¢ Mutated Protestant cthic

anNnoe

4: By the 9overnsnce sub-
system

a: As specified by the
governance sub-system

a: Intellectually re*ional
division of tasks and
responsibilities on Lhe.
basis of speclalist
training

b: Clearly differentiated
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Environment, The institutional, economic, political and
social environments associated with public schools and Weber's model ,
of bureaucracy would appear to be highly similar. Major points of
agreement are the 2xistence of bodies of calculable and enacted law
that constrain the actions of individuals and organizations in a state,
an economic system predicatced 6n the pursuit of profit, the presence
of authoritative bodies of the collegial and elected type, and the
presence of values akin to those embodied in the Protestant ethic.
The nature of bureaucratic environments is not discussed exténsively '
by Weber in the presentation of his model of bureaucracy, thus the
features summarized here are mostly taken from hig broader writings.
Nonetheless, Weber does develop a constant and coherent thesis in his
consideration of modern societies, and the characteristics noted here

seem consistent with his thoughts on this matter.

Establfshment, goals and products. Little attention was

given to these facets of organizations as it would appear that the
manner in which they arc¢ determined and defined in public schools and
bureaucracies is highly congruent. This statement applies, however, to
major elements such as the goal of universal schooling or the legislated
procedures to be used in establishing new schools. In these and similar
cases the major decisions and requirements are taken By a superordinate
authority,‘and it is this characteristic division of power that consti-
tutes the basic point of congruency. It is clear, however, that the
detailed content of school, classroom or even regional goal statements
will not necessarily be specified by central authorities and that the
actual content of the curriculum may.be empirically variable. These
points are not considered incongruent to Weber's model as the bases on,
and the parameters within, which such decisions are taken are established
and legitimated by the legislative authority or its ministry, and thus

congruency to Webcr's model can be considered to obtain.

Structure. Weber is less specific with regard to the charac-
teristic structure of bureaucracies than is sometimes supposed in the

literature, He does not, for example, specify the presence of a "tall"
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hicrarchy of authority nor does he discuss the problem of. spans of
control. However he does specify that divisions of labour and autho-
rity will be determined in an intellectvally rational manner on the
basis of delimited spheres of competence (offices) within which the
appointed officials enjoy reasonable autonomy to apply their technical
expertise. The division of teaching responsibilities in public schools
would seem partially congruent to Weber's model but considerable scope
for dissonance would appear to exist. This is particularly so if the
time-span of teaching assignments is considered as the most relevant

or. zational principle, for the characteristic manner in vhich teachers
may be assigned and reassigned to groups of students from term to term
Or year to year suggests that elements of matrix forms of organization
are pregent in public schools. Furthermore, teachers would often appear
to be employed as teachers rather than as specialists in a particular
sector of the curriculum. Hence, the major 'offices' in the

structure of public schools would appear tc be 'teacher' and 'admini-
strator' and this gives rise to relatively undifferentiated and possibly
unspecialized divisions of labour and responsibility.

On the other hand, the teachers (and administrators) evidence
many of the characteristics attributed by Weber to bureaucratic officialg:
they are employed under contract, remunerated by salaries paid in money,
enjoy rights to a pension and they must have received specialist training.

In the final analysis, however, the structure of public schoolg
appeared to be dissonant to that of Weberian bureaucracy. This is parti-
cularly evident 1if the organizational structure of public schools is
contrasted with the structure of regional schooling systems and state-

wide schooling structures, which appear much more congruent to Weber's
model.

Authority. Differentiation between the state-wide systen,
school and classroom levels emerged as being of importance in the
discussion of the bases and exercise of authority embodied in the models.
The superordinate levels in schooling systems and structures would
appear to place a high reliance on the application of intellectually

rational rules, standards, criteria and norms of many kinds, and this

13
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i1s specifically a bureaucratic feature. At the classroom level,
however, elements of tradition and personal qualities would sgeem to

.be more important than conformity to, and the impersonal épplication
of, technical norms and rationally derive¢ rules. The nature of
authority within the school itself appeared less clear. The existence
of mutually agreed standards and niorms which could be administered by
the principal in cooperation with the staff was considered to provide

a firm basis for intellectually rational authority. However, the ‘
presence of such internally agreed systems of order could not be deter-
mined within the ideal-type frame of reference and must be considered
as an empirical variable. Furthermore, the existence of a legal base
on which enforcement of such rules could rest was recognized as proble-
matical. In the absence of an internally agreed system of order, then
it was considered that traditional or personally legitimated types of
authority could all be of importance in public schools. This is not

congruent to the Weberian model,

Technology. This 1is another aspect of organizations on which
Weber is relatively uninformative. He obsgerves that decision-making and
record keeping will be important tasks, and the application of technical
knowledge would seem characteristic of the work process in bureaucracies.
These elements are present in public schools, but seem to be primarily
associated with'a long-linked process type of technology that is concerned
with the progression of pupils through the curriculum and the administra-
tion of school systems and state-wide structures. A completely different
type of technology would seem chafacteristic of classroom teaching.
Strong parallels between classroom teaching and the small-batch type of
technology identified by Joan Woodward (1965) were egcountered in the

analysis and it was noted that this way of doing work 1s non-bureaucratic.
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Summary. The image that emerges from this condensed over-
view of tae analyeis conducted in the study 1s one in which congruency
to the bureaucratic model decreases along the structural continuum
from state-wide schooling structures to classrooms. Aspects of orga-
nizationzl nature which are directly controlled by the superordinate
authorities such as the overall goals, formal establishment and defini-
tion of product geem congruent to Weber's model, as does the broad
political, economic and social matrix within which these policy deci-
sions are taken. In relation to the key facets of structure, techno-
logy and authority however, a more complex situation would appear to

obtain in which some bureaucratic elements are evident in public schools,
but others are absent.

Major Caqnclusions

With reference to the problem statement adopted for the stud&
the major formal conclusion was that there does not apoear to be a high
degree of congruency between Weber's model of bureaucrafy and the model
of public schools utilized in the study. Three qualifications to this
statement are required. (1) This conclusion 1s based on the facet-by-
iacet analysis of the models gsummarized in Table 4, and rests upon
indications of dissonance or incongruity on a number of key facets and
on an overall image of dissonance that emerged as the analysis proceded.
Furthermore, the lack of congruency between the models recognized here
is based on a conceptual analysis of ideal-type models and does not deny
congruency between Weber's model and actual public schools. However,
the conclusion does imply that public schools that are highly similar to
the lmage of bureauéracy developed in this study will not be empirically
common. (2) The conclusion stated above refers directly to public -
schools, and it is considered that public schooling systems (regionai
level of organization) and structures (state-wide level of organization)
are, in an ideally typical sense, much more congruent to Weber's model.
(2 Finally it must-‘be noted that to some degree the formal conclusion
i not necessarily novel, The literature presents a strangely ambivalent

at.titude toward the consideration of schocls as bureaucracies, On one
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hand there 1s the view that "the literature adequately establighes

that the public schools are bureaucratic organizations" (Scott 1978,

P. 43) and we may find many instances where authors openly or impli-
citly assume congruence to a bureaucratic model. In other treatments
Weber's model ~ or more accurately the trivialized version - ig
frequently presented as being an outmoded remnant of the '"clasgical"
school of organizational analysis, and thus a conceptualization that

has little contemporary relevance (e.g. Hanson 1975), Proponznts of

the view frequently argue that more 'enlightened' ways of conceptualizing
and managing schools should be adopted. The logic of this view maintains
that it is desirable for schools to be non-bureaucratic, thus implying
that some schools exist and are operated in an unenlightened bureau-
cratic state. The emphasis, however, 1s that "good" schools are non-
bureaucratic organizations. The conclusion reached in the study summa-
rized here takes no cognizance of whether a school 1is 'good' or 'bad',

or whether it {s administered in accord with the tenets of 'advanced'
human relations or contingency theory; the claim is that insofar as

the model of public schools accurately reflects the 'natural' state of
this type éf organization, then such gchools have little similarity to

th bureaucratic form of organization and administration,

Implications for the Improved Administration of Public Schools

The study suggested a number of practical implications for

school and system level administrators.

The two cultures. The differences noted between (1) the

craft-1like technology employed by teachers and the more bureaucratic
process technology of system wide management, (2) the apparently
traditionally based systems of order legitimated in gchools and the
intellectually rational and formally legislated rules in the externally
imposed system of order and (3) the cellular, potentially matrix, type
of structure identified in schools and the more bureaucrat;c spheres of
management competence at the regional and state-wide organizational
levels suggest that two contrasting cultures can be identified. School

level administrators would appear to deal with tasks and discharge
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responsibilities that relate to both of thege cultures, while their
organizational superordinates are embedded in the more bureaucratic,
and the teachers in the more traditional sphere of action. This
situation poses serious problems of identity and allegiance which

have implications for administrative effectiveness. Should the
Principal identify with the system level culture he may weli forfeit
any 2ffective basis for intervention in classrooms. On the other hand,
should he attempt to retain or develop traditional or charismatic bases
of authority he could lose credibility with his organizational guperiors,
or become handicapped in the administration of the externally imposed
Systems of order.

One possible solution to some of the problems that arise from
this situation would be for the principal to attempt to increase the
congruericy of his séhool to Weber's bureaucratic model through the
development of more intellectually rational systems of order and ope-
ration. This would require increased cooperative decision-making between
the principal and the teachers in a suitably formalized manner. What
Wwould be important in this process is that decisions be formally made and
enacted about such matters as school philosophy, appropriate teaching
methodologies and procedures for conflict resolution. Weber's writings
suggest that it does not matter greatly whether consensus or majority
decision-making methods are utilized, but it will be crucial that all
teachers, and wherglpossible students, be involved, or at least ade~
quately represented. Furthermore, the rules and guidelines developed
in this manner must be held as binding on all members, including the
Principal. For this reason the active support and occasional involvement

of higher level administrators would seem desirable, if not essential.

Reward and punishment. The procedures outlined above would

help provide an intellectually rational basis for the exercise of

- authority by principals, but would do little to enhance their lack of
legal authority over the teachers. 1In Weber's scheme legality is
determined in terms of whether santions can be applied to encourage
compliance or punish disobedience. 1In public school systems legal

authority would seem to be reserved exclusively to persons and bodies
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external to the public school itself. This is probably desirable if
traditional or charismatic systems of order are operative in schools.
If, however, an appropriate rationally determined system of order {g
in place in the school, it would seem desirable for principals to be
accorded direct agcess to some limited sanctions. The form such
powers could take is difficult to determine. Official letters of
reprimand may be appropriate, or even the authority to temporarily

suspend teachers pending a formal investigation by superior officials.

Matrix management. One other implication has a direct

bearing on the practice of "twinning" schools, that is assigning a

single principal to administer two or more schools. The practicality

of such arrangements would seem to be well supported by aspects of

the discussion presented in the study. Schools were viewed as essen-
tially collections of classrooms and there would seem to be no compelling
technical reason why all of these need to be located in the same premises,
Hence principals assigned to manage several sets of classrooms in diffe-
rent locations may well be advised to encourage teachers, students and
parents to view each set of classrooms ag part of a larger, partially
disaggregated school. Adoption of this perspective could well facilitate
the emergence of more flexible staffing and teaching arrangements in
which the matrix elements that seem inherent in school structure could

be capitafized upon to a greater degree.

Implications for Research

One of the major implications arising from the study is Ehe
importance of the conceptual basis on which empirical research into the
organizational natuée of schools is conducted. Two relevant points
stemming from the main text of the study were (1) the manner in which
schools are conceptualized, and (2) the scope and limitations of Weber's
model of bureaucracy. with reference to the first of these points it
would seem that the distinction made in the study between public and
other schools is important and could be kept in mind, and perhaps
pursued empirically, in future research. In the second case several of

the features of Weber's model of bureaucracy would appear to have



become distorted and trivialized in subsequent reconstructions. It
follows that future researchers who attempt to build on Weber's model
may be well advised to rely directly on his writings rather than on
abbreviated, and possibly inaccurate, interpretations by others. A
research exercise of immediate interest here would be a new translation
of Weber's writings on organizations by a student or scholar of orga-
nizational theory.
A further implication of importance relates to the appro-

priate structural level for organizational research. The Moeller (1962)
study of bureaucratization concentrated on the system level, although
subsequent research has tended to take the school as the unit of
analysis. The findings in this study suggest that the Moeller approach
may well be more valid. Furthermore, in research relating to other
organizational attributes, such as, for example, technology and autho-
rity, the classroom level may be appropriate rather than the school level,

) In addition to these broad implications several specific areas

for future research were identified, a few of which are listed here:

(1) Technological considerations. Strong similarities

between Joan Woodward's construct of small batch technology and classroom

teaching were noted in this study. These seem to require empirical

validation.

'(2) Systems of order. What type of rule-making process do

teachers and administrators see as legitimate? Questions such as this
have obvious saliency to Weber's models and attempts to answer this,
and related questions, would seem most valuable.

(3) The status of teachers and pupils. The problem of

whether teachers should best be regarded as members of the administra-
tive or worker sub-system emerged as being of particular importance in
the study. This problem could be partially resolved with the aid of
regsearch data. A phenomenological approach could well be valuable here.
The appropriate status of pupils also needs investigation. Are they

best conceptualized as organizational members, clients or 'conscripted

beneficiaries'?

&
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(4) Third genaration bureaucratic research. If the early
unidimensional and the latter dimensional enquiries into the bureau-
cvatic nature of schooling systems are dubbed as first and second
generation research respectively, then any new research thrust in this
area would form a third phase. In the light of the analysis conducted
in the study, such research would seem highly desirable, especially as
any new data could be juxtaposed against data collected from gecond
generation instrumentation. This would sgeem particularly valuable in
that the second generation approach treats bureaucracy primérily as a
structural concept, whereas a suitable third generation approach could
pay attention to perceptual and value patterns in public schools. 1In
developing guitable instrumentation, it may be more valuable to base
questionnaire scales on attributeg of organizations in general, rather
than bureaucracies as was the case in second generation researcli. The
approach used in the study provides an example, but not necessarily a
model, for this. A suitable instrument could probably be one which
provided data such that the Structure, or technology, or systems of

order in a school or school system could be classified as-bureaucratiC,

traditional, charismatic or other.

Implications for Theory Development

Reappraising Weberian bureaucracy. My experiences in con-

ducting the study have convinced me that Weber, and particularly his
model of bureaucracy, has received poor and distorted treatment in the
disciplinary literature. The advantages of the Weberian approach to
conceptualization and analysis could well be reconsidered in future
appraisals of organizational and administrative theory. A major con-
ceptual stumbling block in any such reconsideration is the term bureau-
cracy itself. Despite attempts to present this as a value-free construct
in the literature, many of the deleterious asﬁects of  the pejorative
image adhere tc the term and this gerves to detract from the acceptance
of Weber's model, and by implication, his broader approach. Hence,

some attention could be given to the development of a new and more

value free term to denote dfganizations developed and operated on princi-
ples of calculable rationality.
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Paradigm development. Any move towards a new paradigm in

the discipline will, by definition, require the adoption of new assump-
tions, perspectives and research techniques. A final implication from
this exploratory study is that none of the major paradigmatic alter-
natives presently identified in the on-going debate would appear to be
particularly suitable for the conceptualization or investigation of
public schooling systems. The compulsory schooling of entire chiid
Populations (s {nherently a massive endeavour, the comprehension of
which demands the use of large-scale data collection and analysis.

. On the other hand, the productive sub-systems of classroom and school
may be much more amenable to the insightful subjective analysis that
is characteristic of the phenomenological approach.  Hence the Doctrine
of the Single Paradigm (Merton 1975: 43-5) may be untenable in the
theoretical and empirical realms of educational administration. The
debate over what may constitute appropriate theory and methodology may
thus be specious unless explicit attention is accorded to the various

levels of study that are available and the manner in which these

inter-penetrata each other.

Summarx

Whatever paradigms may rule in the future study of educational
administration, it would seem possible that more direct attention will be
paid to the nature of schools and public schooling systems. This summary
paper and the study itself have suggested a number of theoretical
approaches that may have utility in the development of this emphasis.
However, the study was delimited to a discussion of only one of the
presently available.frames of organizational reference, and although an
attempt was made to relate the analysis to relevant concepts in the
broader literature, considerable scope exists for further conceptual
analysis based on other organizational models. As illustrated by the
study, the . "> of further explorations of this kind may lie not in
the major conc.usiuns reached but in the substance of the analysis.

The development of valid knowledge rests not only in the pursuit of
new horizons but in the careful reappraisal and application of that
which is presently available.
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